INTRODUCTION
Urban poverty in India is characterised by l imited asset bases, voicelessness, inadequate infrastructure and services, inadequate recognition and protection by the law, and discrimination. Poverty is deepened by the multiple linkages between these dimensions. Ex post evaluations of a series of slum improvement programmes funded by DFID in the 1980s and 1990s in India showed that although the programmes had successfully alleviated some symptoms of poverty in the short term, long-term impact was significantly less than expected. Part of the reason for this shortfall was that the developments and the changes had not been embedded in local institutions. The evaluations informed policy in DFID and led to the development of a new generation of urban development programmes. The new programmes aim to position propoor initiatives within the framework of municipal government and processes which determine urban investment, with particular attention to active involvement of the poor.
This paper is a case study based on an introspection from one of those projects, Andhra Pradesh Urban Services to the Poor, which is a partnership between DFID and the Government of Andhra Pradesh. It shows how participation in project led to changes in the traditional values of institutions that shaped organisational relationships. Here we define institutions as sets "of rules that structure social interactions in particular ways" based on knowledge
Providing Environmental Urban Services to The Poor In Andhra Pradesh: Developing Strategic Decision Making 3 "shared by members of the relevant community or society" (Knight, 1992) ; thus, institutions become the "norms rules, habits, customs and routines (both formal and written, or, more often, informal and internalised) which govern society at large…. Institutions, by producing stable, shared and commonly understood patterns of behaviour are crucial to solving the problems of collective action amongst individuals." (Brett, 2000 p18) In addition the case study highlights issues concerning the involvement of specific stakeholder groups, such as the practical issues that affect the ability of poor women to participate in planning processes in addition to their domestic and wage earning responsibilities; how the capacity of members of civil society could be enhanced to engage in planning; and how conservative forces within the system can be included through the development of partnerships at early stages in the process. It looks at the changes in perception that were exhibited by the local government officials and elected members, and questions how such changes can be sustained within the local government political environment.
ANDHRA PRADESH URBAN SERVICES FOR THE POOR
Andhra Pradesh Urban Services for the Poor (APUSP) has provided opportunities to explore these issues and challenges in a practical context. DFID funded, the project is being implemented by the Andhra Pradesh
Department of Municipal Administration and Urban Development through 32
Providing Environmental Urban Services to The Poor In Andhra Pradesh: Developing Strategic Decision Making 4 urban local bodies (ULBs) in the State. The goal of the project is sustained reduction in vulnerability and poverty of the urban poor in Andhra Pradesh and its purpose that the poor benefit from improved access to more appropriate and sustainable services.
Figure 1 Three Components of Andhra Pradesh Urban Services for the Poor
The project has three interlinked components as shown in Figure 1 .
Component 1 promotes municipal reform by reducing costs, increasing municipal revenues and improving effectiveness of the municipal management system, and thus, benefit the citizenry in general. Environmental infrastructure for poor urban settlements is funded through Component 2 with the objective of providing direct improvements to the urban poor. Component 3 provides resources to strengthen civil society, and enhance the range and quality of services and initiatives for the poor. (DMAUD / DFID, 2000) In the early stages of the project, a transparent, participatory planning tool was developed to identify and prioritise required urban services for the poor and to define and prioritise the municipal reforms needed to support sustainable urban initiated a process that brought together representatives of different local institutions and promoted transparent decision-making. The term "Basic" was added as it was intended that the process should be fine-tuned based on experience after the first round.
The Basic MAPP process was designed by the APUSP project team, which included the government project team drawn from the Department of Municipal Administration and Urban Development and a consultant consortium led by GHK International which worked withi n Components 1 and 2, and in consultation with DFID. The MAPP process aimed to improve the delivery of services to poor settlements through an overall improvement of municipal performance and the provision of environmental infrastructure to poor settlements. The process is shown in Figure 2 .
In fine-tuning the process after the first round the process shown in Figure 3 was recommended. Each Basic MAPP was developed according to the following principals: § it had support from both the elected members and the officers; § there had been demonstrable delegation of responsibility for preparation to stakeholders; § there had been demonstrable consultation with communities, particularly poor communities; § elected members and all levels of staff had been involved in its development; § there was accountability and transparency at all stages; and § the municipality could demonstrate capacity to implement or manage implementation of the proposals.
The process is inclusive, and participants are organised into a number of committees to facilitate wide involvement in the process and equitable division of labour. A number of tools are incorporated into the process to provide objectivity and transparency and to assist decision-making for targeting investment and effort.
CASE STUDY: AN INTROSPECTION:
In June 2002, after Basic MAPPs had been approved by 29 ULBs and implementation of these plans had started in some ULBs, a participatory introspection was held to assess the impact of the new methodology on the key institutions of local governance in the ULBs and the linkages between those institutions. These institutions include networks of women in poor communities, the elected councillors, officials, the private sector and non-governmental organisations. Six of the ULBs were chosen for inclusion in the introspection. The sample ensured an even distribution across the three regions in Andhra Pradesh as shown in Table 1 .
Qualitative research methods were chosen for the introspection in order to give free rein to the discussion of issues surrounding municipal reform and change management which are highly nuanced. Semi-structured interviews were used to gather information from a number of stakeholders. Individual interviews were held with the Municipal C hairperson (an elected member), the Municipal Commissioner (an officer) and some of the Municipal Engineers. Group interviews were held with female residents, Resident Community Volunteers (RCVs) 1 and the committees convened to take responsibility for the MAPP process. The number of people interviewed is shown in Table 1 .
RESULTS

Improved Relationships
An overarching finding from the introspection was the number of groups that commented on the improvements of their relationship with another group or other groups of stakeholders. This is summarised in Table 2 . Under a central Government of India initiative, the state government has established the community development structure (CDS). The CDS is a formal association of Neighbourhood Committees (NHGs) in a town. The convenors of the NHG committees must be women Resident Community Volunteers (RCVs) from families designated as "below poverty line" (BPL). RCVs are elected from the communities in which they live.
The process has brought together women from different lanes and improved relationships within individual slums as was stated by 11 groups. This emphasises the heterogeneity of the populations in the poor settlements and the barriers to communication that may exist even between neighbouring lanes.
It also suggests that social capital is being developed within settlements through this process, which may mitigate the impact of poverty and exclusion (Recalis and Castro-Guevarra). Relationships were reported to have improved between councillors and the community by eight groups. The impact of this improvement is more difficult to define since it was not probed during the group meetings. There is an explicit danger that the process may be captured by local political groups. However, if it means women in poor communities feel that they have been given a voice to lobby for their needs, then it would suggest that the process is contributing to increasingly pro-poor governance.
Other relationships that have improved were those between councillors and the community; between councillors and the ULBs; and between CBOs and NGOs and ULBs. Positive changes in the relationships between these groups suggest that the institutional development, considered necessary for sustainable change, has begun to take place.
Awareness of the responsibilities of the ULB had been raised by the transparency of the process. Thus, stakeholders were aware of : a) the works that had been prioritised originally as they had been involved in the planning -although most stakeholders had not seen the submitted Basic MAPP document; b) the amount of money to be spent ;and c) day to day responsibilities of the municipal staff as discussed in the SWOT analysis.
This increases the accountabilities of the ULB and serves to reshape institutional relationships. In this regard the role of the non-poor civil society and private sector representatives in the process may be primary as they can offer an on-going contribution, as discussed in Section 4.2.2. Women from poor settlements may only be involved in the process for one round, while their settlement is prioritised as discussed in Section 4.3.1.
Off the record, some municipal staff complained that their lives were being made more difficult because citizens now knew what to expect of them and were badgering them. Potentially, municipal officers have the most to lose from the MAPP process. Increasing transparency will lead, at least, to increased output being expected of them, and at worst, it may lead to loss of earnings through rent-seeking activities. Interviews in two ULBs suggested that the morale of municipal staff was improving, however, for that to sustain, municipal staff must perceive benefits; or the momentum of the municipal reform must be sufficient to carry the majority of the staff. There has been some decentralisation of authority under the 74th Constitutional Amendment; but decentralisation of powers regarding staff appointments and remuneration from state to municipality level is still awaited.
An issue that does not fit well into the table above is the inter-relation of councillors of different political persuasions during the process. There is no evidence that differences between parties were lessened per se; but the process provided a space where consensus could be reached. The inducement to reach consensus was that the grant funds could only be accessed thereby. Nonetheless much negotiation was required in most ULBs and sterling work was done to bring about consensus by a number of Chairpersons. Such development marks a significant departure from previous practices.
To improve communications and, thus, understanding between different groups there was a call for a "communication strategy" from five ULBs. CSOs referred to the right to information -and the fact that it is not forthcoming traditionally from the ULB -and the need for publicity throughout the planning process and whereas their unruly men, seen a s prone to violence, become the 'bad' subjects of modernity and its rationality. Given the additional burdening of women by this process, it is necessary to ensure that all extraneous barriers and unnecessary "costs" are removed from women's involvement i n the process. (APUSP, 2002) In the context of APUSP, extraneous barriers identified by the women in this case study were as follows:-a) prohibitive costs of conveyance to attend any meetings held outside the poor community, thus, location of meetings are important, b) the timings of meetings were not always set to ensure that they did not coincide with the day or time when water was expected and women would have to queue up for it; had meetings been held in the evenings more often it might have enabled women who were daily wage earners to attend; c) some women reported that they have had to negotiate -and in some cases fight -with their husbands for the space to be involved. A communication strategy might help to make the men more aware and lift the burden of this negotiation from the women's shoulders.
Civil Society Representatives
There was general support for the broadening involvement in ULB affairs beyond just the elected members and officers. The MAPP process seems to have whetted the appetite for such cha nge rather than satisfied the demand, however, as could be noted through comments such as we "remained outsiders …. Even after frequent attendance in the reforms meetings" from civil society representatives about their own experience or "they are busy -though they are interested in the process" from the municipal staff about the civil society representatives. There were recommendations for ways to strengthen the role of civil society in the process. In addition, there were repeated calls for an on-going role in the process. The
Basic MAPP process appeared to stop at sub-project identification and appraisal; and the civil society representatives perceived that this was inadequate. There was a frequent call for involvement in the monitoring of implementation of the selected projects, an awareness that the planning process embedded in the MAPP process was necessary, constructive in terms of developing institutions but not sufficient.
Utility of the Tools Used in the MAPP Process
A number of tools were embedded within the MAPP process to facilitate joint or delegated decision-making. No one was pressed to comment on whether the tools were the best that could have been used, since only a few interviewees might have been expected to understand that there were alternatives.
However, interviewees commented on the utility of these tools and this section looks at these comments.
Poverty Matrix
A poverty matrix was developed to compare deprivation in poor settlements.
Measures of poverty and infrastructure deficiency were recorded in this matrix and aggregated so that communities could be ordered according to the level of deprivation. It was perceived by all those who commented that the resulting matrix was a great improvement over existing methods of prioritisation that relied almost entirely on political influence and may lead to the equal division of any funds between settlements, thus, reducing the utility of the funds. 
SWOT Analysis
SWOT analysis of revenue and organisational issues was followed by the prioritisation of problems and design of initiatives to overcome such problems.
For many participants in the process, SWOT analysis was new and they expressed their near amazement that there was a framework whereby issues could be marshalled and prioritised. "Do you know, when the SWOT analysis was going on, all the participants were so engrossed that we completely forgot about having lunch!"
Micro-planning
Micro-planning for environmental infrastructure by poor communities was The messages from the introspection on micro planning were overwhelmingly positive. Micro planning was seen as a great improvement on previous topdown methods of identification of infrastructure needs. It improved relationships within communities and between the communities and municipal staff. Women's comments reflected an increased sense of ownership of the project -which, they said, will increase their sense of responsibility for the resulting infrastructure. Some consider that they will be prepared to undertake all the maintenance themselves. There is some evidence that the process has already led to improvements in caring for their lanes. RCVs in one ULB said that "We are holding discussions on why our surroundings should be kept clean. We explain to the residents that it keeps us and our families healthy. In one settlement, we discussed maintenance of roads many times. In another,
we are collecting Rs.6 per month from each house for collecting garbage." communities and the municipal officers who acted as facilitators in the process.
It reflects positively on the ownership of the process that there were constructive comments on how micro planning could be strengthened to enhance its impact in future rounds.
Poor Communities
For most of the women involved, this was their first experience of microplanning, which involved drawing maps of their areas, identifying gaps in environmental infrastructures and prioritising works to be undertaken within the settlement. The women in the communities, or at least the RCVs, appreciated being able, for the first time, to make decisions for their own bastis (lanes) and to have those decisions taken seriously by ULB authorities. In one ULB, RCVs stated that the community had become aware of their existing infrastructure and the requirements and had become "more active" and that the women had wo rked together -knowing that had they squabbled they may have ended up with nothing. In another, women said that they had been alerted to the functioning of the municipality by their involvement in micro planning.
A small minority of dissenting voices were heard, for example, from one ward in
Kakinada. There the RCV faced great difficulties in mobilising people to be involved in the micro planning. are placing in APUSP -a trust that is built in no small part on the participatory micro planning process and which will have to be respected for the process to sustain.
Municipal Officers and Staff
There was a general sense of wonder from the municipal micro planning teams that the women were able to make competent decisions concerning the needs of their communities. Such decisions were often perceived to have been better than the decisions that might have been reached by the municipal officials. As well as acknowledging the ability of women to make decisions for their own communities, the municipal officials saw advantages in the use of microplanning for themselves. They felt that the process had relieved them of a certain responsibility for the outcome of decisions. Some municipal engineers and commissioners considered the micro planning to have reduced their own responsibility. As they said, they were no longer seen to be the key decision makers -with the sharing of the responsibility for the decision making, so there was sharing of responsibility for the outcomes.
Democratising Decision Making
Emerging from the introspection is a general sense that the power to make This representative quote highlights a positive trend, namely that respondents were looking both ahead and outside the project. While virtually everyone who commented on the decision-making process said that it had been devolved beyond the "usual" decision makers, some commented on the need for further work to institutionalise beyond the project. They recommended that the Basic MAPP approach be adopted for all other ULB business. Again, the challenge would be how to ensure that the changes in behaviour engendered by the project can be institutionalised.
SUSTAINABLE CHANGES
Sustaining changes that are developed through a project is difficult. It was suggested that the MAPP process should not be used in isolation, but rather should be used as a planning tool for all ULB funds to produce a town-wide infrastructure development plan. Figure 1 and is now under implementation.
Elected representatives were concerned about the perceived delays as they
were keen that physical works should be undertaken in their slums before the next elections. "We want the work to be done during our tenure so that we get a good name in public ….. that will help us get re-elected". This is important, and is not the misuse of the project for political purposes. There is evidence 
CONCLUSION
APUSP was designed to reduce urban poverty through improved municipal services for the poor and municipal reform. Previous experience in India had
shown that solutions to the symptomatic problems of the urban poor were not sustainable, as the institutions did not become pro-poor.
The findings from the introspection suggests that through the project, poor In addition other members of civil society and the private sector are being given a voice in the problem identification and planning for municipal reform initiatives. The opportunity to participate has increased the keenness to continue to be involved in the planning aspects and to become involved in the monitoring of implementation.
The introspection suggests that change has occurred and provides the foundation for future work to examine the direction that the change will take in the future and its sustainability.
